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EXECUTIVE SUMMARY 

The Royal Government of Bhutan has requested a US$10 million loan from Asian Development 
Bank (ADB) Asia Pacific Vaccine Access Facility (APVAX) rapid response component and US$3 
million grant from Japan Fund for Prosperous and Resilient Asia and the Pacific (JFPR) under 
APVAX project investment component. The project will support the procurement of eligible 
coronavirus disease (COVID-19) vaccines and component for improving the vaccine accessibility 
and strengthening the capacity of the health systems. 

A financial management assessment (FMA) was conducted in February and March 2022 and 
prepared in accordance with ADB’s APVAX Policy paper,1 APVAX Guidance Note,2 and
guidelines on FMA.3 The FMA covered the Ministry of Finance (MOF) as the project executing 
agency and the Ministry of Health (MOH) as the project implementing agency. The purpose of the 
FMA is to ensure that adequate financial management arrangements are in place for the 
implementation of the proposed project and obtaining the assurance that the funds are used for 
its intended purpose with due consideration of economy and efficiency. The FMA focused on 
assessing the financial management arrangements such as fund flows, staffing, accounting 
policies and procedures, internal controls, financial reporting and monitoring, and internal and 
external audit for the project, and for the National COVID-19 Vaccine Deployment Plan. 

As highlighted in the Bhutan’s Country Partnership Strategy 2019–2023, Bhutan’s public financial 
management is relatively strong, and inherent financial management risk is lower than other 

developing member countries (DMCs) in the region. The recent ADB’s Country Performance 
Assessment 2020 indicated that Bhutan’s score remained high and has improved from 2016 to

2020. In addition, based on the 2020 Worldwide Governance Indicators (WGI), comparing with 

other South Asia DMCs of ADB, Bhutan tops almost all the 2020 WGI. Bhutan was rated 92.79 

for its effort to control corruption and 84.91 for its political stability being its two best performing 
indicators. In addition, based on the 2020 Corruption Perception Index of Transparency 

International, out of 179 countries, Bhutan ranked 24th, with Denmark and New Zealand topping 

the list (179th being highly perceived corrupt public sector and 1st being least perceived corrupt 
public sector).  

MOH is experienced in implementing donor-funded projects including the ongoing Health Sector 

Development Program (HSDP). The HSDP has an established project management unit (PMU) 

which is adequately staffed with capacity to implement the project. The MOH-PMU has 
satisfactorily performed and complied with ADB’s financial management requirements.

Consistent with HSDP, the overall pre-mitigation financial management risk for the project is 
moderate. The ministry has well-established systems for financial management, has 
computerized budgeting and accounting systems, and has adequate experienced staff to 
implement the project. The FMA concludes that with the risk mitigation measures and the adoption 
of the financial management action plans, the financial management systems are acceptable for 
the proposed project. The MOF and MOH are familiar with ADB’s financial management and 
disbursement requirements, including managing the advance and sub-accounts and 
administering the SOE procedures. 

1  ADB. 2020. ADB’s support to Enhance COVID-19 Vaccine Access policy Paper. Manila.
2  ADB. 2021. APVAX Guidance Note for one ADB team members as of 22 January 2021. Manila. 
3  ADB. 2015. Financial Management Technical Guidance Note: Financial Management Assessment. Manila. 

https://www.adb.org/sites/default/files/institutional-document/662801/adb-support-covid-19-vaccine-access.pdf
https://www.adb.org/sites/default/files/page/82468/financial-management-assessment.pdf
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I. INTRODUCTION 
 
1. A financial management assessment (FMA) was conducted in February and March 2022 
for Responsive COVID-19 Vaccines for Recovery (RECOVER) Project. The FMA was prepared 
in accordance with Asian Development Bank (ADB) Asia Pacific Vaccine Access Facility (APVAX) 
Policy Paper,4 and ADB’s guidelines on financial management assessment.5 ADB requires that 
during project preparation and processing, an assessment is undertaken on the capacity of 
Ministry of Finance (MOF) as the executing agency (EA) and Ministry of Health (MOH) as the 
implementing agency to effectively manage the finances of the project and secure that the funds 
are used for the purposes intended with due consideration of economy and efficiency. 
 
2. This assessment builds on the last conducted financial due diligence procedure for Health 
Sector Development Program (HSDP) in Bhutan and the financial management performance of 
HSDP. 

 
3. The due diligence was conducted through: (i) discussion with the government 
counterparts, (ii) desk review using existing diagnostic reports, (iii) evaluation of the ongoing 
HSDP project performance, (iv) review of recently conducted FMA, (v) completion of FMA 
questionnaires, and (vi) drawing lessons from ongoing ADB experience in Bhutan.  
 

II. BRIEF PROJECT DESCRIPTION 
 
4. The project is aligned with the following impact: negative health, and social and economic 
effects of the COVID-19 pandemic mitigated. The project will have the following outcome: eligible 
population safely vaccinated against COVID-19 and delivery of PHC services and routine 
immunization programs improved. 
 
5. Output 1: Safe and effective COVID-19 vaccines delivered. Through the rapid 
response component (RRC), output 1 will finance procurement of safe and effective COVID-19 
vaccines for (i) the first two dose regimen of vaccination and the first booster dose for children 
between 5–11 years old (11.0% of total population) in 2022, and (ii) second and third booster 
doses for the entire eligible population aged 5 and above in 2023 and 2024. The output will 
support the government in reaching 100% booster COVID-19 vaccine coverage among eligible 
population by 2024. The vaccination campaign has already started following the updated National 
COVID-19 Vaccine Deployment Plan (NVDP) and COVID-19 vaccination protocols. In case the 
regulatory approval is granted by any of stringent regulatory authorities or WHO and Bhutan’s 
national regulatory authority to the use of Pfizer pediatric vaccine in children population aged 
between 2–4, the vaccination to such population will also be eligible for ADB financing. 

 
6. Output 2: Accessibility of primary health care and immunization services and 
disease surveillance capacity improved. Through the project investment component (PIC), 
output 2 will support enhancing the accessibility of vaccines and essential health care services in 
hard-to-reach areas and strengthening the country’s disease surveillance capacity in accordance 
with the National Preparedness and Response Plan for Outbreak of COVID-19. Activities under 
the output includes (i) procuring and deploying 19 mobile medical units with required medical and 
laboratory equipment and devices that meet technical and service quality standards for 

 
4  ADB. 2020. ADB’s Support to Enhance COVID-19 Vaccine Access Policy Paper. Manila. 
5  The Financial Management Assessment Report takes guidance from (i) Guidance Note for One ADB Team 

Members (January 2021); and (ii) Financial Management Technical Guidance Note: Financial Management 
Assessment (2015). 

https://www.adb.org/sites/default/files/institutional-document/662801/adb-support-covid-19-vaccine-access.pdf
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functioning like a primary health center to provide most of essential disease screening, testing 
diagnostic services, including the delivery and administration of routine immunization programs 
in rural and hard-to-reach areas; (ii) providing training and capacity building of health care staffs 
who will operate the mobile medical units, including the management of biomedical waste 
occurred during the operation; (iii) procuring laboratory test kits and other laboratory consumables 
to support testing, tracing, and treating of COVID-19; and (iv) procuring personal protective 
equipment for frontline health workers to ensure the staff safety and proper infection prevention 
and control when treating COVID-19 patients or doing the testing. 
 

III. COUNTRY AND SECTOR FINANCIAL MANAGEMENT 
 
7. Public financial management. ADB’s Country Partnership Strategy (CPS), 2019–2023 
indicated Bhutan’s Public Financial Management (PFM) system is relatively strong, and inherent 
financial management risk is considered lower than in other developing member countries in the 
region. The most recent Public Expenditure and Financial Accountability (PEFA) assessment for 
Bhutan was undertaken in 2016 jointly by the government, the World Bank, and the International 
Monetary Fund (IMF).6 The report provides scores across seven PFM dimensions (Figure 1) and 
indicates that the Government of Bhutan has particularly strong management of assets and 
liabilities and external scrutiny and audit. When compared with the 2010 PEFA assessment, in 
2016, out of 28 performance indicators, 10 indicators improved, 10 indicators remain the same, 6 
indicators have deteriorated, and 2 indicators cannot be compared due to lack of information. 
 

Figure 1: Government of Bhutan – Public Financial Management Performance Report 

 
Note: A (excellent), B (good), C (opportunities for some improvement) and D (in need 

of substantial improvement in some areas and/or information not available for the 

assessment). 

Source: PEFA. 2016. Bhutan-Public Financial Management Performance Report. 

Washington DC. 

  

 
6  PEFA. 2016. Bhutan-Public Financial Management Performance Report. Washington DC.  
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8. ADB Country Performance Assessment. ADB conducts regular Country Performance 
Assessment (CPA). The CPA assesses Bhutan’s policy and institutional frameworks. The CPA 
rates Bhutan’s performance in five key areas to provide an overall average CPA score. The areas 
assessed are: (i) economic management, (ii) structural policies, (iii) policies for social inclusion 
and equity, (iv) policy and institutional, and (v) governance, which are highlighted in Table 1. 
Bhutan’s overall CPA scores remains high and have improved from 2016 to 2020. Based on the 
latest CPA report, among the 25 developing member countries (DMCs) assessed, Bhutan ranked 
4th best on economic management, 2nd best on structural policies, 1st on Policies for social 
inclusion and equity and public sector management and institutions, 6th on portfolio performance, 
1st on policy performance and the highest on overall composite country performance rating. 

Table 1: ADB Country Performance Assessment Scores for 2016, 2018 and 2020 
No. Assessment Areas 20167 20188 20209 
1 Monetary and Exchange Rate Policies 4.0 4.0 4.5 
2 Fiscal Policy 4.0 4.0 4.5 
3 Debt Policy and Management 4.5 4.5 4.5 
4 Trade 4.0 4.5 4.5 
5 Financial Sector 4.0 4.0 4.0 
6 Business Regulatory Environment 4.0 4.0 4.0 
7 Gender Equality 4.5 4.5 4.5 
8 Equity in Public Resource Use 5.0 5.0 5.0 
9 Building Human Resources 5.5 5.5 5.5 
10 Social Protection and Labor 4.0 4.0 4.5 
11 Politics and Institutions for Environmental Sustainability 5.0 5.0 5.0 
12 Property Rights and Rule-based Governance 5.0 5.0 5.0 
13 Quality of Budgetary and Financial Management 4.5 4.5 4.5 
14 Efficiency of Revenue Mobilisation 5.0 5.0 5.0 
15 Quality of Public Administration 5.5 5.5 5.5 
16 Transparency, Accountability and Corruption in the Public Sector 5.0 5.0 5.0 
17 Portfolio 4.5 3.5 4.0 
  Policy Performance Score 4.49 4.53 4.64 

Note: The areas are scored between 1–6 with 1 being the lowest or worst and 6 being the best performing. 

Source: ADB Country Performance Assessments. 
 

9. Governance Indicators. Comparing with other South Asia DMCs of ADB, Bhutan tops 
almost all the 2020 Worldwide Governance Indicators (WGI), refer to Figures 2 and 3 below. With 
zero being the lowest and 100 being the highest possible score, Bhutan was rated 92.79 for its 
effort to control corruption and 84.91 for its political stability being its two best performing 
indicators. In addition, based on the 2020 Corruption Perception Index of Transparency 
International, out of 179 countries, Bhutan ranked 24th, with Denmark and New Zealand topping 
the list (179th being highly perceived corrupt public sector and 1st being least perceived corrupt 
public sector).  
  

 
7  ADB. 2017. Annual Report on the 2016 Country Performance Assessment Exercise. Manila. 
8  ADB. 2019. Annual Report on the 2018 Country Performance Assessment Exercise. Manila. 
9  ADB. 2021. Report on the 2020 Country Performance Assessment Exercise. Manila. 

https://www.adb.org/sites/default/files/institutional-document/232401/country-performance-assessment-2016.pdf
https://www.adb.org/sites/default/files/institutional-document/499546/country-performance-assessment-2018.pdf
https://www.adb.org/sites/default/files/institutional-document/682911/2020-country-performance-assessment.pdf
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Figure 2:  Bhutan 2020, 2015, 2010 Worldwide Governance Indicators 

 
Source: 2010 to 2020 World Bank Worldwide Governance Indicators. 

 

Figure 3: 2020 Worldwide Governance Indicators: South Asia DMCs 

 
 Source: World Bank Worldwide Governance Indicators. 

 

IV. VACCINATION PLAN FINANCIAL MANAGEMENT SYSTEM ASSESSMENT 
 
A. Vaccination Plan 

 
10. The MOH through its Department of Public Health (DPH) has prepared the NVDP dated 
January 2020 and was further updated in December 2021. The NVDP contains in detail all 
information, plan, programs, and actions for deployment, and vaccination of all eligible audit 
population including children under 12 years. The updated vaccination plan and strategy is based 
on the lessons learned in carrying out the routine immunization program which was lauded as 
successful.   
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11. The COVID-19 vaccination program was carried out following the well-developed structure 
of immunization program which has sustained high routine immunization coverage. Building on 
this sound foundation, Bhutan has introduced several new vaccines in the recent years including 
HPV vaccine in 2020, Mumps in 2016, PCV in 2018 and the flu vaccination for high-risk groups 
in 2019. In 2020, Bhutan completed flu vaccination for high-risk groups with approximately 13% 
of its population in the month of October and later the second phase in December 2020 
vaccinating approximately over 65% of the population. With these experiences Bhutan has 
successfully rolled out first and second doses of COVID-19 vaccines in 2021 and booster doses 
for adult population in 2022.10   
 
12. Prioritization and allocation. The allocation and prioritization plan for COVID-19 
vaccines deployment was prepared in accordance with the World Health Organization (WHO) 
Strategic Advisory Group of Experts on Immunization (SAGE) framework. Anticipating limitation 
in supply, Bhutan gave priority to the high-risk populations. Initially, the Government of Bhutan 
estimated target population of 533,558 or 70.56% of the total population for the initial roll-out of 
the COVID-19 vaccines deployment.11 Based on latest task force information, the government 
plans to vaccinate ~546,000 by mid-2022 and as of 22 February 2022 570,000 were already fully 
vaccinated.12  
 

Table 2: Phase and Target Population 
 Population Group Phase 

1 High risk workers in the health care facilities 
II 
 

2 Active Frontliners 
3 Elderly Population >60 years 
4 People with comorbid conditions 
5 Passive Frontliner’s 

II 
 

6 a. Students (18 years and above) (functional) - For Pfizer 16 years and above  
b. Teachers and Staff of schools and institutions (functional) 

7 Other comorbid conditions not listed in Sl. No 4 
8 Rest of the population residing in Bhutan (18–59 years) who do not fall under any of 

the above risk population group (For Pfizer, 17–59 years) 
III 

9 Children (less than 18 years) (For Pfizer, less than 16 years) 
IV 
 

10 Pregnant women 
11 Immuno-compromised patients 

Source: Government of Bhutan, NVDP. 

   
13. Vaccination Status. As of 8 May 2022, the COVID-19 statistics include 59,497 confirmed 
cases and 21 deaths.13 The Government of Bhutan has been proactive and decisive in 
implementing measures to contain the spread of COVID-19. As early as July 2021, the 
Government of Bhutan has reached the second phase of its nationwide COVID-19 vaccination 
campaign. Vaccines were secured through bilateral and multilateral supports.14 In early 2021, 
5,850 doses were received through COVAX and in mid-2021 a donation of 500,000 doses of 
COVID-19 vaccines from the United States government through COVAX. Bulgaria, People’s 
Republic of China, Croatia, Denmark, and India also donated COVID-19 vaccines to the 
Government of Bhutan. The cumulative vaccines received from donations and vaccines procured 
by the government using its own resources were adequate to vaccinate all eligible adults in the 
country. As of 27 January 2022, the Government of Bhutan has secured 1.9 million doses out of 

 
10  Ministry of Health (MOH). 2021. National COVID-19 Vaccine Deployment Plan, Thimphu. 
11  MOH. 2020. National COVID-19 Vaccine Deployment Plan. Thimphu.  
12  Multilateral Leaders Task Force on COVID-19, 1 February 2022.  
13  https://www.gov.bt/covid19/  
14 UNICEF. 2021. https://www.unicef.org/rosa/press-releases/unicef-hails-bhutans-successful-completion-full-covid-

19-vaccinations-90-eligible.  

https://data.covid19taskforce.com/data/countries/Bhutan
https://www.gov.bt/covid19/
https://www.unicef.org/rosa/press-releases/unicef-hails-bhutans-successful-completion-full-covid-19-vaccinations-90-eligible
https://www.unicef.org/rosa/press-releases/unicef-hails-bhutans-successful-completion-full-covid-19-vaccinations-90-eligible
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which 1.7 million doses were delivered and 1.2 million doses have been administered. As of 8 
May 2022, 90.0% of the total population (680,887 persons, including 91.3% of girls and women) 
have received the first two doses, and 72.3% of the total population (546,559 persons, including 
74.0% of girls and women) have received the first extra dose of vaccine in addition to the original 
two-dose regimen.15 To ensure the country’s resilience against emerging COVID-19 variants, the 
government has decided to secure additional doses of COVID-19 vaccines until 2024. 
 

B. Planning and coordination 
 

14. The country’s coordination platform has been established and currently functional. The 
COVID-19 national coordination command system is headed by the Prime Minister with task force 
members including, health minister, foreign minister, chief operation officer of the army, chief of 
police and chief of election commissioner. In addition, the National Technical Advisory Group 
(NITAG) has been constituted as an independent technical advisory committee of MOH on the 
immunization program. Refer to Appendix 1 for National Task Force Coordination Organization 
Structure.  

 
15. Development partners. There is an active development partners’ group. ADB is a key 
member of the group and attends the monthly coordination meeting, headed by the UN Resident 
Coordinator. The ADB and the World Bank are the primary vaccination financiers for the pediatric 
vaccination program and the booster vaccination programs, while WHO and UNICEF provide 
technical assistance to the overall COVID-19 vaccination and pandemic response. 
 
C. Budget 

 
16. As part of Bhutan’s Constitution, the health services including provision of vaccines are 
free for all Bhutanese citizens. Vaccines are financed from domestic source through the Bhutan 
Health Trust Fund, the same apply for the COVID-19 vaccination program. The budget has been 
prepared, approved, and allocated for the NVDP. MOH has established a dedicated resource 
positioning team through its Policy and Planning Division. In the budget report for FY2022, the 
government placed COVID-19 containment efforts on top of government’s priority activity for 
FY2022 and has earmarked a budget of Nu. 3,000 million. In addition, to support economic 
recovery and promote growth the government has established the National Resilience Fund 
(NRF) of Nu. 30,000 million. Apart from internal funds, the government reached out to World Bank 
and ADB for financing of boosters and vaccines for children. The total financing requirement for 
the additional vaccines is $15.4 million. The government reached out to World Bank to finance 
COVID-19 vaccines and operational costs amounting to $5.1 million and ADB to finance COVID-
19 vaccines of $10 million. Government will finance $0.3 million COVID-19 vaccines and 
operational costs. The legal provisions in the constitution and the high commitment of the 
government to the health sector warrant that there will be adequate resources for the project. 
 
17. Donors’ support. The government has received donations in form of vaccines from 
various bilateral and development partners (~1.59m doses), which can vaccinate majority of the 
population. Other donors provided supports in form of technical assistance for the COVID-19 
vaccination program, refer to Appendix 2 for summary of vaccines from various donors. 

 
D. Inventory management and control 

 

 
15  Government of Bhutan, MOH. Bhutan Vaccine System (accessed 8 May 2022). 

https://bvs.moh.gov.bt/
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18. Transportation and storage. Upon reaching the airport, the vaccines are transported 
using refrigerated vans to the Central EPI (expanded program on immunization) Cold store in 
Thimphu before further distributed to central, western, and eastern EPI cold stores using 
refrigerated vans. From the regional EPI stores, the vaccines are distributed to the cold stores of 
the districts using refrigerated vans. From the 20 districts across the country, cold boxes and 
vaccine carriers will be used to transport the vaccines to the PHCs and later to the final vaccination 
sites. Helicopter Services will be used to deliver the vaccines, including those requiring ultralow 
temperature, to all strategic locations in case of emergencies or challenges related to road and 
weather conditions and hard to reach health facilities. The government use the existing supply 
chain mechanism to deploy the COVID-19 vaccines. There is an existing standard operating 
procedure (SOPs) and EPI manual for health workers for safe management, handling, and 
transport of COVID-19 vaccines. There is also vaccine and handling management guidelines from 
WHO and GAVI which is being adhered by the government. 
 
19. UNICEF supported the government in strengthening the cold chain system, including 
critical logistic and operational support in fast-tracking the shipment of vaccine in the country. 
Eight walk-in coolers and two ultra-cold chain fridges across the country were also secured and 
installed (footnote 14). The cold chain storage capacity was expanded to 437,884 in 2021 from 
92,000 in 2020 (footnote 11). An assessment of vaccine storage capacity has been conducted, 
based on the revised NVDP (December 2021), there are adequate capacity to accommodate all 
types of vaccines for boosters and children. 
 
20. Security. Government buildings are used for all storage facilities with existing security 
systems. Health facilities are also equipped of CCTV surveillance. 

 

21. Data management. Information on COVID-19 vaccine deployment is monitored and 
reported through the Bhutan Vaccine System (BVS), a web-based portal newly developed for the 
COVID-19 vaccination program. BVS can track receipt of vaccines and ancillary items and record 
onward dispatches to other health facilities. BVS is used to monitor vaccine usage, distribution 
and the number of individuals vaccinated. Real time data can be generated. 

 
E. Human resources 

  
22. The NVDP indicated that a review of government human resource needs has been 
undertaken. MOH has conducted two nationwide campaigns for COVID-19 vaccines, the existing 
human resources are trained and experienced in vaccines deployment and the capacity is 
sufficient to deliver the COVID-19 vaccines for the remaining populations.  

 
F. Accounting, reporting, and audit 

 
23. The government has an existing online accounting system developed by MOF. All 
ministries are mandated to follow the accounting policies and procedures of the government and 
use the online budgeting and accounting system (Multi-Year Rolling Budget System [MYRBS] 
and electronic-Public Expenditure Management System [e-PEMS]). Government accounting are 
based on Financial Rules and Regulations 2016 which is consistent with cash-based accounting. 
Financial reports of all government agencies can be viewed and generated from MYRB and e-
PEMS. Financial statements are reported quarterly to the Policy and Planning Committee. 
 
24. The Constitution of Bhutan mandates maintenance of all public monies in a Consolidated 
Fund Account, maintained at Royal Monetary Authority (RMA). The MOF will need to authorize 
government bank accounts for all budgetary bodies. The Government Consolidated Account, as 
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the Treasury Single Account is a linked account to other government subsidiary bank accounts 
such as: 
 

i. The Government Revenue Account - operated by Department of Revenue and 
Customs and reconciled daily on RAMIS. 

ii. Government Budget Fund Account - operated by Department of Public Accounts 
(DPA) and reconciled monthly.   

iii. Nonrevenue Receipts & Deposits Account - maintained to facilitate the inter-agency 
transfers. Monthly reconciliation, DPA ensures reconciliation with bank statements and 
Deposit Invoices received. 

iv. Project Letter of Credit Account (PLC) - maintained by the designated Accounting 
Units and reconciled monthly.  

 
25. The MOH is responsible for implementing the COVID-19 vaccination program and is the 
budget or fund holder for the program. Thus, MOH is responsible for accounting and reporting of 
the program budget. The existing accounting and budgeting country system, policies and 
procedures are well established. There is a separate budget allocation for the program which will 
capture the procurement of the vaccines and other expenditures. 
 
26. The Royal Audit Authority (RAA) is the supreme audit institution of Bhutan and executes 
the audit of all government ministries, autonomous agencies, and donor-funded projects. RAA 
has a well-established reputation for independence and effectiveness. Article 25 of the 
Constitution of Bhutan provides for the appointment of a five-member Public Accounts Committee 
(PAC) to review and report on the Annual Audit Report of the RAA or on any other report 
presented by the Auditor General. The PAC is a joint committee of both Houses of Parliament 
(with members from the ruling and opposition parties) and is governed by the Rules of Procedure 
of the Public Accounts Committee (2015). As per PEFA 2016, audit reports were submitted to the 
legislature within 6 months from receipt of the financial reports by the audit office for the last three 
completed fiscal years and there is clear evidence of follow-up by RAA on audits. 
 
G. Information Technology system for tracking COVID-19 vaccination 

 
27. A website was developed to digitize the vaccination records (footnote 15). This real time 
data management tool, where eligible population may register for vaccine, view their registration 
records, request for assistance and report AEFI. The record includes vaccine brand used, dose 
number and gender by district-level. It can also generate vaccine certificate of the patient. A 
mobile application version of the system has also been developed and all data comes to the 
central National COVID-19 Vaccine Database. 
 

V. PROJECT FINANCIAL MANAGEMENT SYSTEM 
 
A. Overview of the Executing Agency and Implementing Agency Financial 
Management 
 
28. Executing agency. The MOF is the project executing agency. The MOF is experienced 
in ADB-funded projects and will oversee the overall implementation of the project. 
  
29. Implementing agency. The MOH is the project implementing agency and is the lead 
agency for strategic planning and management of the national vaccination program. The MOH is 
responsible for management and development of health reforms in the country. Key 
responsibilities include policy formulation, health planning, policy implementation, monitoring, and 
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supervision of services related to preventive, promotive, curative, and rehabilitative services both 
in traditional and modern medicines. It also provides technical guidance to the district health 
management and ensures continued availability of medical and nonmedical supplies and human 
resources. There are five departments under the MOH: (i) Department of Medical Services, (ii) 
Department of Medical Supplies and Health Infrastructure, (iii) Department of Public Health, (iv) 
Department of Traditional Medicine Services, and (v) Directorate of Services.  

 
B. Performance of the ongoing projects 

 
30. Performance of the ongoing ADB Project. MOH is experienced in implementing ADB-
funded projects and is implementing the ongoing Health Sector Development Program (HSDP). 
MOH has an established project management unit (PMU) for HSDP, the same PMU will support 
to implement the project. Overall, the PMU has performed well against ADB’s FM requirements. 
At the time of this assessment, the financial management performance is rated on-track. HSDP 
has submitted three audited project financial statements (APFS), all submitted on-time except for 
fiscal year 2021, wherein there is a minor delay (5 days). Audits are conducted by the RAA in 
accordance with International Standards of Supreme Audit Institutions (ISSAI). For all fiscal years, 
RAA has issued unqualified opinions on project financial statements and that the funds are used 
only for purposes intended for the project. The MOH-PMU demonstrated commitment to ensure 
adequate controls, processes and procedures are in-place. For two consecutive fiscal years (2020 
and 2021), there are no management letter findings for the project, the RAA issued a letter to 
confirm that accounting records and internal controls were reviewed and there are no issues that 
warrant highlights in the management letter report.  
 
31. Implementation of Health Sector Development Program Financial Management 
Action Plans. MOH has implemented majority of the actions outlined in the agreed financial 
management action plans including (i) timely budget allocation; (ii) appointment of accountant; 
(iii) training on ADB's procurement, financial management and disbursement procedures; (iv) 
recruitment of FM consultant (v) conduct of internal audit for fiscal year 2019; (vi) timely 
addressing audit findings; (vii) regular monitoring of project issues; and (viii) completion of annual 
project accounts within 3 months for RAA audit and timely submission of APFS to ADB. Ongoing 
actions are being taken to address the (i) improvement of quarterly reports to include physical 
and financial targets, and (ii) internal audit for fiscal years 2020 and 2021. 
 
C. Project Implementation Arrangements 
 
32. Project management unit. The project will use the existing PMU for HSDP.16 The PMU 
has been established in the Policy and Planning Division (PPD) of MOH. It will support the 
planning, implementation, monitoring and supervision, and coordination of all activities under the 
project. The PMU is managed by a project director, supported by a deputy project director. The 
PMU is staffed with project coordinator, financial management specialist, procurement specialist, 
monitoring and evaluation (M&E) officer, IT officer, and a few technical and secretarial support 
staff. The project director will also directly work with the relevant coordination committees and 
vaccine working groups, and government entities. PMU is being funded through the ongoing ADB 
HSDP grant17 until 28 February 2024; immediately thereafter, the technical assistance for Support 

 
16  The project management unit (PMU) of the ongoing ADB Health Sector Development Program loan (ADB. 2018. 

Report and Recommendation of the President to the Board of Directors: Proposed Grants and Technical Assistance 
Grant Kingdom of Bhutan: Health Sector Development Program. Manila.) will serve as the PMU of this project. 

17  ADB. 2018. Report and Recommendation of the President to the Board of Directors Proposed Grants and Technical 
Assistance Grant Kingdom of Bhutan: Health Sector Development Program. Manila 

https://www.adb.org/sites/default/files/project-documents/51141/51141-002-rrp-en.pdf
https://www.adb.org/sites/default/files/project-documents/51141/51141-002-rrp-en.pdf
https://www.adb.org/projects/51141-002/main
https://www.adb.org/projects/51141-002/main
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to Address Outbreak of COVID-19 and Strengthen Preparedness for Communicable Diseases in 
South Asia18 will be utilized to support the PMU until the APVAX loan closing date (June 2024).  
 
33. Project oversight committee. A project steering committee (PSC) chaired by the 
Secretary, MOH will be established in MOH. It will comprise high level government officials19 to 
provide guidance to the implementing agency, take decision on complex issues, and oversee 
overall project implementation. The PSC will meet at least twice a year or as necessary. 
 
D. Personnel, Accounting Policies and Procedures, Internal and External Audit 
 
34. Personnel. In Bhutan, each ministry has a finance section which are staffed with 
accountants. Qualifications of accountants are determined by the MOF as those having at least 
4 years of experience and with training in financial and accounting. Project accounts and records 
will be maintained by MOH through its finance division and the existing PMU of HSDP. The 
finance division has a total staff capacity of 16 and is headed by the chief account officer. The 
positions include: 1 senior accounts officer, 1 assistant procurement officer, 2 account assistant 
level II, 4 account assistant level III, 5 account assistant level IV, 1 senior storekeeper, 1 
administration assistant and 1 senior finance officer. The finance division and PMU’s existing staff 
capacity is adequate to support the financial management activities of the new project. There will 
be no additional financial management consultant or staff needed for the new project.  
 
35. Accounting Policies and Procedures. The MOH through its PMU will maintain separate 
project accounts and records by funding source by adopting cash-based accounting following the 
Government of Bhutan’s financial regulations. The fiscal year starts on 1 July and ends on 30 
June every year. There is an established Finance and Accounting Manual for public sector in 
Bhutan which specifies the forms and contents of financial statements.  Financial management is 
guided by the Financial Rules and Regulations (2016) of the government. It defines the role and 
responsibility of each government agency, external auditor, and other related agents and covers 
all key aspects of financial management, i.e., physical asset management, cash flow 
management, procurement, debt management, budget, accounting system, internal control, 
record keeping and reporting, following the international practices and standards. All government-
budgeted agencies, including the MOH, are required to follow online budgeting accounting system 
software (MYRBS and e-PEMS) for cash-based, double-entry accounting system developed by 
the Department of Public Accounts (DPA) and Department of National Budget of the MOF. All 
government letter of credit accounts, limited liability companies, and project letter of credit 
accounts and operating agencies must follow the online system. The MOF can view all financial 
reports of all government-budgeted agencies. 
 
36. Budgeting. The government has established policies and procedures for strategic 
allocation of resources. The government translates the Five-Year Plans (FYP) into sectoral 
strategies, programs, and annual budgets within a rolling three-year fiscal framework. The MOF 
has introduced the MYRB since FY2011. DPA has introduced PEMS and enhanced as e-PEMS 
in 2019. All budgeting, releasing, and expenditure tracking is done online using these two 
systems. No excess expenditure can be incurred without sufficient budget balance unlike in the 
past. Whereas in the past, BAS (Budget and Accounting System) was standalone system. e-

 
18  ADB. 2020. Technical Assistance Report for Support to Address Outbreak of COVID-19 and Strengthen 

Preparedness for Communicable Diseases in South Asia. Manila. 
19  This comprises Secretary, Ministry of Health (Chair); Project Director, Project Management Unit (Member 

Secretary); Director General, Department of Medical Supplies and Health Infrastructure (DOMSHI), MOH; Director 
General, Department of Medical Services (DMS), MOH; Director, Department of Public Health (DOPH), MOH; 
Representative, Gross National Happiness Commission (GNHC); and Representative, Ministry of Finance (MOF). 

https://www.adb.org/projects/documents/reg-54201-001-tar
https://www.adb.org/projects/documents/reg-54201-001-tar
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PEMS and MYRB aided the government to produce accurate and reliable financial reports. 
Monthly reconciliation of bank accounts is performed. The two systems are integrated giving a 
common report and the systems are accessible to government agencies from anywhere. 

 
37. Fixed asset management. The ongoing HSDP has an existing fixed asset management 
system, the same will be used for the proposed project. 

 

38. Financial reporting.  The MOH uses the e-PEMS where all financial reports are 
generated. Annual project financial statements will also be prepared in accordance with 
Government of Bhutan’s accounting policies and financial regulations consistent with cash-based 
accounting and will be audited by RAA. APFS will be submitted to ADB within 6 months from end 
of each fiscal year. All APFS for the ongoing HSDP project were concluded as acceptable to ADB. 
The PMU is experienced in preparing the quarterly progress reports and APFS. MOH is 
committed in improving financial reports of project funds and has strong sense of accountability 
on the use of project funds. Findings on APFS are discussed with the PMU and are immediately 
rectified. It was observed that there is no template designed for quarterly progress report of HSDP. 
Based on review of quarterly progress reports submitted to ADB, the reports do not include the 
status of financial management action plans and summary of audit findings and 
recommendations. As part of the new project design, apart from project financial and physical 
progress, the quarterly progress reports will also include (i) status of financial management action 
plans, and (ii) summary of external and internal audit findings including status of implementation 
of audit recommendations. Template of quarterly progress report will be attached in the project 
administration manual. Quarterly progress reports shall be submitted to ADB within 45 days from 
end of each quarter. 

 

39. Internal audit. The MOF is the main agency for government wide internal audit function. 
The Internal Audit Central Coordinating Agency (CCA) is responsible for administering internal 
audit service of all public-sector agencies under the government. Internal audit was first 
introduced in 2000, and since then, more attentions were given on the importance of good 
governance and mechanisms to control risk. The CCA report to the Secretary of MOF. The CCA 
issues internal audit guidelines and evaluates internal audit activities in agencies. The CCA has 
issued a Charter, Internal Audit Manual, Code of Conduct, and internal control framework. It has 
also provided standard operating procedures for auditing the procurement system in the country. 
The International Standards for Professional Practice of Internal Auditing is being adopted by the 
Internal Audit Service in Bhutan. 

 
40. In the MOH, the internal auditor reports directly to the secretary of the ministry. There are 
separate internal auditors at the district level. The internal audit unit has limited staff and therefore 
has limited coverage. The department needs to build its capacity in terms of staff and coverage 
of audit. The need for a robust internal audit system for the proposed project was discussed with 
the MOH. In HSDP, the appointment of independent chartered accountant firm to undertake 
internal audit was discussed with the internal audit team but was not considered feasible as there 
is no precedence of external firms undertaking internal audit of government departments. The 
project will be covered in the government’s internal audit work plan. Internal audit of the project 
will include assessment of operational and financial aspects of the project implementation which 
will be completed before the mid-term review mission. Internal audit findings and status of 
implementation of auditors’ recommendation will be included as part of the quarterly progress 
report. 
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41. Review of internal audit findings. HSDP was only effective in February 2019, the latest 
available internal audit report for the HSDP is dated 31 December 2019. There are three internal 
audit findings rated as medium priority. All findings were responded by MOH, and all 
recommendations were implemented accordingly. There are no outstanding internal audit findings 
from the latest report. 

 
42. External audit. The RAA is the supreme audit institution of Bhutan and executes the audit 
of all government ministries and autonomous agencies on a yearly basis. It has a well-established 
reputation for independence and effectiveness. Audit reports are regularly uploaded by the RAA 
on its website. The project will be subject to financial audit by RAA. The audit will be conducted 
in accordance with ISSAI. The audit of the project financial statements will include an audit report 
which covers (i) whether the project financial statements present a true and fair view or are 
presented fairly, in all material respects, in accordance with the applicable financial reporting 
standards; (ii) whether the proceeds of the loan and grant were used only for the purpose(s) of 
the project; and (iii) whether the borrower or executing agency was in compliance with the financial 
covenants contained in the legal agreements (if applicable). Like HSDP, RAA will issue a 
management letter reporting the audit findings related to the project. The MOH through its PMU 
will need to respond and address the audit recommendations and/or provide specific actions to 
commit to address the findings raised by the auditor. The management letter will be submitted to 
ADB together with the audit report within 6 months after the end of the fiscal year. If there are no 
management letter findings, RAA will issue a letter to ADB to confirm that there are no findings 
on internal control or accounting processes and procedures. 

 
43. Performance audit. RAA is experienced in conducting performance audit and has issued 
various performance audit reports. Performance audit reports are comprehensive and are publicly 
available in both local and English language. Performance audits were conducted in accordance 
with ISSAI on performance audit and RAA’s Performance Audit Guidelines issued in 2019. The 
performance audit for the COVID-19 national vaccination program, will be conducted by RAA to 
ensure economy, efficiency, and effectiveness of vaccine program. The performance audit report 
shall be shared with ADB.  
 
E. Strengths 
 
44. The following strengths have been identified based on the FMA: 
 

a. Automated systems. The government has computerized budgeting and 
expenditure reporting systems through the MYRBS and e-PEMS, respectively. 
This is a substantial move forward in ensuring that budgets are done in a timely 
manner and financial reports are reliable. 

b. Established financial rules and regulations. The government agencies are 
governed by robust government financial management procedures. 

c. Low corruption. Bhutan is ranked 24th out of 179 countries as per the latest report 
of Transparency International (Corruption Perception Index 2020). Bhutan ranks 
1st in the South Asia region and 6th in the Asia Pacific Region only after New 
Zealand, Singapore, Australia, Hong Kong, and Japan.  

d. Experienced in donor-funded projects. The MOH has experience in 
implementing donor-funded projects from ADB, United Nations agencies and the 
Global Fund. 

e. Oversight. The government has an established regulations for audit. RAA is 
experienced in audit of donors’ funded projects.  
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F. Weaknesses 
 
45. The following weaknesses have been identified based on the FMA: 
 

a. Low capacity of internal audit function. The MOH’s internal audit function need 
to be strengthened in terms of staffing and coverage. 

b. Quarterly progress report. The quarterly progress report does not include 
physical and financial targets for the project with respect to the activities to be 
undertaken and the budget required.  

 
VI. DISBURSEMENT ARRANGEMENTS 

 
46. The loan and grant proceeds from ADB will be disbursed in accordance with ADB’s Loan 
Disbursement Handbook (2017, as amended from time to time),20

 and detailed arrangements 
agreed upon between the government and ADB.  
 
47. The MOH through its PMU will be responsible for (i) preparing disbursement projections, 
(ii) requesting budgetary allocations for ADB and counterpart funds, (iii) collecting and retaining 
supporting documents, (iv) preparing withdrawal applications, and (v) submission of withdrawal 
applications and other relevant documents to ADB.  
 
48. Reimbursement procedure will be used where ADB pays from the loan account to the 
borrower's account, for eligible ADB’s share of expenditures which have been incurred and pre 
financed by the government out of its budget allocation or its own resources. 

 

49. Direct payments procedures may be used for large foreign currency contracts under the 
project. Suppliers, contractors or consultants are required to submit approved invoices and other 
supporting documentation (through procurement agent, as applicable) to MOH. The MOH will 
review and approve the invoices and other supporting documents which in turn will submit a 
withdrawal application attached with those documents to MOF and MOF to ADB in accordance 
with the ADB’s Loan Disbursement Handbook (2017, as amended from time to time).  

 

50. Advance fund procedure. The MOF through DMEA is experienced with ADB’s advance 
account procedures and is currently managing the advance accounts for the ongoing HSDP and 
the Rural Finance Development Project. For the proposed project, like HSDP, separate advance 
account will be established for the loan and grant after the effectivity date. The advance account 
will be in USD. It is to be used exclusively for ADB’s share of eligible expenditures. The MOF is 
accountable and responsible for the proper use of advance account, including advances to the 
sub-accounts. Like HSDP, MOH may open separate sub-accounts for the grant and loan. The 
sub-account will be in local currency and exclusively used for ADB’s share of eligible project 
expenditures. 

 
51. For the loan, the total outstanding advance to the advance accounts should not exceed 
the estimate of ADB’s share of expenditures to be paid through the advance accounts for the 
forthcoming 6 months or 50% of ADB’s financing amount, whichever is lower. The combined 
outstanding balance of advance financing and the percentage approved for retroactive financing 
may not exceed 60% of the approved loan amount. For the grant, the total outstanding advance 
to the advance accounts should not exceed the estimate of ADB’s share of expenditures to be 
paid through the advance accounts for the forthcoming 6 months. The MOH may request for initial 

 
20  ADB. 2017. Loan Disbursement Handbook. Manila. 

https://www.adb.org/documents/loan-disbursement-handbook
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and additional advances to the advance accounts based on an Estimate of Expenditure Sheet21
 

setting out the estimated expenditures to be financed through the account for the forthcoming 6 
months. Supporting documents should be submitted to ADB or retained by the recipient in 
accordance with ADB’s Loan Disbursement Handbook (2017, as amended from time to time) 
when liquidating or replenishing the advance accounts. 

 
52. Disbursement arrangement for counterpart funds, if any will be carried out according 
to the government’s guidelines and practices. The government counterpart funds will be 
sufficiently allocated in the budget annually. The MOH, shall incorporate in its annual budget the 
counterpart budget for the project which shall be released to the MOH through the DPA. The 
MOH, will submit to ADB annual project contract awards and disbursement projections at least a 
month before the start of each calendar year, if applicable. 

 
53. Retroactive financing. The government will be eligible for retroactive financing under the 
project. Under the APVAX policy, retroactive financing can be up to a maximum of 30% of the 
approved APVAX financing amount ($10 million).22 
 
54. Statement of expenditure procedure.23 The SOE procedure may be used for 
reimbursement of eligible expenditures or liquidation of advances to the advance account(s).  The 
ceiling of the SOE procedure is the equivalent of $100,000 per individual payment.  Supporting 
documents and records for the expenditures claimed under the SOE should be maintained and 
made readily available for review by ADB's disbursement and review missions, upon ADB's 
request for submission of supporting documents on a sampling basis, and for independent audit.  
Reimbursement and liquidation of individual payments more than the SOE ceiling should be 
supported by full documentation when submitting the withdrawal application to ADB. 
 
55. Before the submission of the first withdrawal application (WA), the borrower should submit 
to ADB sufficient evidence of the authority of the person(s) who will sign the withdrawal 
applications on behalf of the government, together with the authenticated specimen signatures of 
each authorized person. The minimum value per WA is stipulated in the Loan Disbursement 
Handbook (2017, as amended from time to time). Individual payments below such amount should 
be paid (i) by the MOH and subsequently claimed to ADB through reimbursement, or (ii) through 
the advance fund procedure, unless otherwise accepted by ADB. The borrower should ensure 
sufficient category and contract balances before requesting disbursements. Use of ADB’s Client 
Portal for Disbursements24 system is encouraged for submission of withdrawal applications to 
ADB. 
 
56. The overall project fund flow is illustrated in Figure below. 

 
21  Estimate of Expenditure sheet is available in Appendix 8A of ADB’s Loan Disbursement Handbook (2017, as 

amended from time to time).   
22  ADB. 2020. ADB’s Support to Enhance COVID-19 Vaccine Access-Policy Paper. Manila. 
23  SOE forms are available in Appendix 8B and 8D of ADB’s Loan Disbursement Handbook (2017, as amended from 

time to time). 
24  The CPD facilitates online submission of WA to ADB, resulting in faster disbursement. The forms to be completed 

by the Borrower are available online at https://www.adb.org/documents/client-portal-disbursements-guide.     

https://www.adb.org/sites/default/files/adb-loan-disbursement-handbook-2017.pdf
https://www.adb.org/sites/default/files/institutional-document/662801/adb-support-covid-19-vaccine-access.pdf
https://www.adb.org/documents/client-portal-disbursements-guide
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Figure 4: Project Fund Flow Diagram 
 

 
ADB = Asian Development Bank, BOB = Bank of Bhutan, COVAX = Coalition for Epidemic Preparedness Innovations 
(CEPI), DMEA = Department of Macro Economic Affairs, DPA = Department of Public Accounts, GAVI = Global Alliance 
for Vaccines and Immunizations, LDH = Loan Disbursement Handbook, Nu = ngultrum, RMA = Royal Monetary 
Authority, UNICEF = United Nations Children’s Fund, WA = withdrawal application, USD = united states dollar.  
Source: Asian Development Bank. 
 

VII. RISK ASSESSMENT 
 

57. As part of ADB’s due diligence procedures, the following key risks have been identified. 
 

Table 3: Financial Management and Internal Control Risk Assessment 

Risk Description 
Pre-Mitigation 

Risk Rating 
Mitigation Measures or Risk Management 

Plan 

Inherent Risk 
Country Specific  
PFM system is relatively strong, 
and inherent financial management 
risk is considered lower than other 

Moderate ADB to closely monitor the ongoing PFM 
reforms and initiatives. 

Asian Development Bank

Ministry of Finance
(DPA) (Nu.)

Ministry of Health
(i) sub-advance Account- Loan (BoB) (Nu.) 

(ii) sub-advance Account – Grant (BoB) (Nu)
(ii) Budgetary support

Supplier, Contractor, Agent, 
GAVI/COVAX/UNICEF 

etc.

Advances, replenishments,
reimbursements

Budget allocation  and advance 
account replenishment

Payments

Direct payment
Procedure in accordance

with ADB s LDH

At Governments request, 
ADB will issue a 

Letter of Commitment to 
GAVI/COVAX/UNICEF

Submission and approval of Invoices, 
contracts/agreements etc.

WA and other 
supporting documents 

(i.e. agreements, invoices, etc) 

Loan 
withdrawal advice

Fund flow

Documents flow

Ministry of Finance
(DMEA)

(i) Advance Account RMA (USD) – loan
(ii) Advance Account RMA (USD) -grant

Documents and approvals to 
support payments  (i.e. approved invoices, 

contracts/agreements, etc.)

Electronic allocation to 
system budget fund account
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Risk Description 
Pre-Mitigation 

Risk Rating 
Mitigation Measures or Risk Management 

Plan 

developing member countries in the 
region. 
Entity Specific   
MOF and MOH has established 
financial management rules and 
regulations. Both agencies are 
experienced with ADB’s financial 
management and disbursements 
policies and procedures. 

Low No mitigation measures required. 

Overall Inherent Risk Rating Moderate  
Project Risk    
Staffing. There is an established 
PMU for the ongoing HSDP, with 
adequate capacity to absorb 
implementation of new project. The 
PMU’s performance on FM is 
satisfactory on HSDP and good 
track record in complying with 
ADB’s FM requirements.  

Low No mitigation measures required. 
 
The existing PMU for HSDP will support in 
the implementation of the project. 
Continuous trainings on ADB’s financial 
management and disbursement 
requirements will be provided. 

Fund flow. The budget for the 
NVDP has been approved and 
allocated to MOH. risk on delays in 
allocation and release of budget is 
low. 

Low No mitigation measures required. 
 
The availability of counterpart funds will be 
monitored and reported regularly through 
quarterly progress reports.   

Accounting and reporting. As the 
project will be supporting a national 
program on COVID-19 vaccination, 
there is a risk that the project 
finances and expenditures are not 
separately accounted and reported. 
Dedicated sub-budget head that will 
ringfence the project financing and 
expenditures from other financial 
transaction of the ministry has yet to 
be created. This may lead to 
inconsistent financial monitoring 
and reporting. 

Substantial MOF will support to create sub-budget head 
or subsidiary account for the project. This will 
ease tracking, budgeting, accounting, and 
reporting of project financial transactions. 
MOH is experienced in implementing ADB 
funded project and is familiar with ADB’s 
financial management requirements. MOH 
through its PMU will be responsible to 
prepare the project financial reports for 
submission to ADB. Quarterly progress 
reports will be produced and will include 
physical and financial progress of the project 
and submitted to ADB within 45 days from 
end of each quarter.   

Internal audit.   
Low capacity of internal audit 
function may result to control 
weaknesses not being identified.   
 
 
Note: The ongoing HSDP was 
subjected to internal audit, internal 
audit report dated in December 
2019 (project was only effective in 
February 2019). While the IA report 
for 2020 and 2021 has yet to be 
issued, the 2019 report only has 
three findings and are all rated as 

Substantial The project will be covered in the 
government’s internal audit work plan and 
adequate experienced staff will be assigned 
to conduct the audit. Internal audit of the 
project will include assessment of operational 
and financial aspects of the project 
implementation which will be completed 
before the mid-term review mission. Internal 
audit findings and status of implementation of 
auditors’ recommendation will be included as 
part of the quarterly progress report. 
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Risk Description 
Pre-Mitigation 

Risk Rating 
Mitigation Measures or Risk Management 

Plan 

“medium” impact level. All 
comments were addressed by the 
PMU. Also, the recent two fiscal 
years management letter report 
from RAA did not include 
weaknesses in internal control.  
External audit.   
External audit risk for the project is 
low. RAA has adequate capacity 
and currently adopts international 
standards for supreme audit 
institutions. Audited project financial 
statements are generally submitted 
within 6 months. All APFS for HSDP 
are concluded to be acceptable to 
ADB.  Management letter or letter 
confirming that there are no internal 
control issues are submitted along 
with the APFS. 

Low No mitigation measures required. 
 

Overall Project Risk Moderate  
Overall (Combined) Risk Moderate  
ADB = Asian Development Bank, APFS = audited project financial statement, MOF = Ministry of Finance, MOH = 

Ministry of Health, MYRBS = Multi-Year Rolling Budget System, ePEMS = electronic Public Expenditure Management 

System, NVDP = National COVID-19 Vaccination and Deployment Plan, PFM = public financial management, PMU = 

project management unit, RAA = Royal Audit Authority. 

Source: Asian Development Bank. 

 

VIII. TIME BOUND ACTION PLAN 

 
58. To address the identified FM risks the following actions outlined in the table below have 
been agreed with the government.  
 

Table 4: Proposed Financial Management Action Plan 

Area Risk Mitigating Activity Responsible 
Party 

Timeline 

Accounting 
and financial 
reporting 

1. Create a dedicated sub-budget head or 
subsidiary records in respect of the project 
financial transactions to ensure maintenance 
of separate accounts of receipts and 
expenditure for the project. 

MOF 
and MOH 

By August 
2022 

2. Include comprehensive FM information 
including detailed comparison of physical and 
financial progress, status of implementation 
of FM action plan, status of resolutions of 
internal and external audit observations and 
reconciliation of ADB disbursement with the 
project’s accounting records and reports in 
the quarterly progress reports. 

MOH/PMU 45 days from 
end of each 
quarter 

 3. Quarterly progress reports shall be submitted 
to ADB within 45 days from end of each 
quarter.   

MOH/PMU 45 days from 
end of each 
quarter 
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Area Risk Mitigating Activity Responsible 
Party 

Timeline 

Staff capacity 1. Appointment of the same PMU as HSDP to 
support the project. 

MOH By July 2022 

 2. Training on ADB’s FM and disbursement 
requirements. 

MOH and ADB By October 
2022  

Internal audit 1. Inclusion of the project in the government’s 
internal audit work plan with adequate 
experienced staffs. 

MOF 
and MOH 

By December 
2022 

 2. Conduct of project internal audit before mid-
term review (frequency: one time audit prior 
to June 2024. Internal audit should revisit the 
frequency if there are changes in the 
processes and systems subsequent to June 
2024.) 

MOF 
and MOH 

By June 2024 

 3. Internal audit findings and status of audit 
recommendations shall be reported as part of 
the quarterly progress reports. 

MOH/PMU 45 days from 
end of each 
quarter 

 4. Discussion of internal audit findings during 
mid-term review mission 

MOH/PMU By mid-term 
review 
mission 

Performance 
audit 

RAA to conduct performance audit of the NVDP 
focusing on transparency, accountability, and 
good governance and submit to ADB. 

RAA By Q4 2024 

ADB = Asian Development Bank, APFS = audited project financial statement, FM = financial management, HSDP = 

Health Sector Development Program, MOF = Ministry of Finance, MOH = Ministry of Health, PMU = project 

management unit, RAA = Royal Audit Authority. 

Source: Asian Development Bank. 

 
IX. SUGGESTED FINANCIAL MANAGEMENT COVENANTS 

 
59. The following financial covenants are to be considered in the Legal Agreements. The 
government shall:  
 

i. maintain separate accounts and records for the Project;  
ii. prepare annual project financial statements in accordance with accounting 

principles acceptable to ADB;  
iii. cause such project financial statements audited annually by independent auditors 

acceptable to ADB, in accordance with international standards for auditing or 
national equivalent acceptable to ADB;  

iv. cause the auditors to prepare audit report, and a management letter;  
v. furnish to ADB, no later than 6 months after the end of each FY, copies of such 

audited project financial statements, audit report, and management letter;   
vi. sufficient counterpart funds are provided to the project from its budget for each 

fiscal year and in a timely manner; and 
vii. conduct performance audit of the NVDP focusing on transparency, accountability, 

and good governance and submit to ADB.  
 

X. CONCLUSION 
 
60. The government PFM system is in-placed and well-functioning. MOH is experienced in 
implementing donor-funded projects including those funded by ADB. The MOF and MOH are 
familiar with ADB’s financial management and disbursement requirements, including managing 
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the advance and sub-accounts and administering the SOE procedures. The ongoing HSDP has 
an established staff capacity to implement the project and has performed adequately with regards 
to ADB’s FM requirements. The project will build on the project implementation arrangements, 
capacity, system, reporting, and processes in-placed for HSDP. The assessment indicates that 
with the risk mitigation measures and the adoption of the financial management action plans the 
financial management system are acceptable for the proposed project.
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Appendix 1: National Task Force Coordination 
 

 

Source: Government of Bhutan, NVDP. 
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Appendix 2: Summary of Donors and Sources of Funding of COVID-19 Vaccines  
Vaccine Donors Number of Doses % of population 

covered (2 doses) 

COVAX-AMC  5,850   0.4 

COVAX-cost sharing     

USA  500,000 30.7 

India  550,000  33.8 

China  50,000  3.1 

Denmark  249,600  15.3 

Bulgaria  172,500  10.6 

Croatia  10,000  0.6 

World Bank financing (Moderna)  250,000  15.4 

RGOB (Pfizer)  198,900  12.2 

  

Technical and nonvaccine procurement support to the COVID-19 vaccination program 

Donors Technical Assistance/Non-Vaccine 

Procurement Support 

Amount ($) 

UNICEF  Vaccine transportation and operation cost  50,000 (approx.) 

WHO  Operational cost to roll out vaccination 

program 

335,000 (approx.) 

UNDP  BVS development and capacity building  90,000 (approx.) 

  

 

 

 


